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POLICY PLANNING AND ORGANIZATION FOR
THE FEDERAL MARINE SCIENCE PROGRAM
THOMAS P. MURPHYt

Ten years after the National Academy of Sciences issued its comprehensive report, "Oceanography 1960-1970," which strongly
recommended that the federal government double its efforts in the
field of oceanography, new policy and program directions are still
being proposed. In its 1969 report the President's Commission on
Marine Science has recommended that a new, independent agency
be formed to provide leadership in the development of oceanography programs now renamed "the marine sciences."
Since June 1966, when Congress expressed its support for reorganization of federal efforts in marine science by passing the Marine
Resources and Engineering Development Act, there has been extensive activity toward this end. The law directed a two-pronged approach to resolving the remaining issues. Specifically, it called for
the establishment of a National Council on Marine Resources and
Development, chaired by the Vice President, to coordinate the
diverse federal activities in marine sciences. The law also called for
a Commission on Marine Sciences, Engineering, and Resources
representative of industry, universities, research laboratories and
government. The Commission, to be appointed by the President,
was to "make a comprehensive investigation and study of all aspects
of marine science in order to recommend an over all plan for an
adequate national oceanographic program that will meet the
present and future need."' The Commission's life span was to be
short-just over two years. It was to expire after it had published
its final report. The existence of the Council was also limited by the
law on the assumption that the reorganization to be proposed by the
Commission would provide for a permanent coordinating mechanism. Figure A reflects the general organization and complexity of
the federal marine science program.
The Commission on Marine Science, Engineering and Resources
was appointed by President Johnson in January of 1967. Chaired by
Dr. Julius Stratton, Chairman of the Ford Foundation and formerly
the President of Massachusetts Institute of Technology, the Commission consisted of fourteen members drawn from private industry,
research foundations, universities and the state and federal governt Professor and Director of Public Administration, University of Missouri, Kansas

City.
1. Marine Resources and Engineering Development Act, 33 U.S.C. § 1101 (Supp.
1966).
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ments. Four members of Congress were appointed as advisors. To
accomplish its purpose, the Commission formed seven panels with
jurisdiction over specific areas of study. The panels were to submit
their findings to the full Commission in the Fall of 1968.
The Commission's final report, Our Nation and the Sea, A Plan
for National Action, was released January 11, 1969. The essence of
the report is the recommendation that an independent agency be
established, reporting directly to the President. This agency, which
the Commission proposed naming the National Oceanic and Atmospheric Agency (NOAA) would serve as the lead agency for federal
marine science affairs. The Commission recommended that NOAA
initially be composed of the United States Coast Guard (from the
Department of Transportation), the Environmental Science Services Administration (from Commerce), the Bureau of Commercial
Fisheries, augmented by the marine and anadromous fisheries functions of the Bureau of Sport Fisheries and Wildlife (both from
Interior), the National Sea Grant Program (from the National
Science Foundation), the U.S. Lake Survey (from the U.S. Army
Corps of Engineers), and the National Oceanographic Data Center
(from the Navy Department).2
In addition to the new agency, the Commission also proposed that
a National Advisory Committee for the Oceans (NACO) be established to advise the head of NOAA on coordination and program
development questions. This advisory committee would also report
to the President and the Congress on the progress of government
and private programs in achieving the objectives of the national
ocean program. As recommended, the Committee would be composed of individuals drawn from outside the federal government
and broadly representative of the nation's marine and atmospheric
interests. A principal function of NACO would be to provide communication between federal and non-federal interests. "[T]he
creation of NACO will help assure participation by the entire marine
community in a national effort in the oceans." 8
I
PROPOSED NOAA COMPONENTS
The Environmental Science Services Administration (ESSA)
was formed in the Department of Commerce in 1965. It combined
under single management the U.S. Weather Bureau, the Coast and
Geodetic Survey, and the Central Radio Propagation Laboratory
2. President's Commission on Marine Science, Engineering and Resources, Our
Nation and the Sea, A Plan for National Action 232 [Hereinafter cited as Commission].
3. Id. at 245-46.
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of the Bureau of Standards, all of which were already in the Department of Commerce. With this reorganization an important step
was taken toward the goal of the United States "[t]o describe,
understand, and predict the state of the oceans, the state of the
lower and upper atmosphere and the size and shape of the earth." 4
ESSA at present provides a variety of services to the general
public and specialized users:
1. Weather and marine forecasts and warnings

2. River and flood forecasts and warnings
3. Earth description, mapping and charting
4. Telecommunications and space services
5. A national environmental satellite system

Under NOAA, ESSA would provide the base for conducting
surveys to map and chart the oceans. By the consolidation of several
existing fleets of ships and aircraft, NOAA could expand its essential charting and mapping services with presumably greater efficiency
in the use of facilities and manpower. ESSA would also be responsible for the integration of the nation's civil oceanographic monitoring and prediction activities with the existing national weather
system. The comprehensive new system would be designated the
National Environmental Monitoring Prediction System (NEMPS).
The Commission concluded that NEMPS should be planned and developed on a global basis in concert with the World Weather Program to assure a well coordinated and nonduplicating global oceanatmosphere monitoring and prediction system, and that ESSA
should coordinate this effort.5
The United States Coast Guard was transferred from the Treasury Department to the new Department of Transportation in 1966.
Seventy percent of its program funding is related to multipurpose
search and rescue, navigation, port security, and enforcement activities; thirteen percent to oceanography, meteorology, ice-breaking, and other marine sciences; thirteen percent to military preparedness activities; and four percent to merchant marine inspection
and safety. Although a strong case can be made that most Coast
Guard activities relate to transportation, they are similarly related
to other uses of the sea. The Commission's rationale for including
the Coast Guard was that the Coast Guard represents an enormously
valuable:
4. Id. at 182. See also U.S. House of Representatives, 89th Cong., 1st Sess., Reorganization Plan No. 2 of 1965; Providing Environmental Science Services, 28 Pub. Ad.
Rev. 326-41 (1968).
5. Commission 241.
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[n]ational marine resource that is at present underutilized because
of traditional constraints on its mission and lack of proper milieu for
its operation.
[T]he Coast Guard is moving in the direction of increasing its oceanographic competence; this would be accelerated greatly by placing the
agency in an organization devoted to marine science, technology and
service. . . . [T]he Coast Guard can be used to a much greater
degree in a more broadly gauged role than is possible within a solely
transporation context and that this can be achieved without curtailing
its important transport-related functions."
Under NOAA the Coast Guard would: Increase its present
efforts to provide and maintain navigational aids in U.S. waters and
to establish the rules of the road; develop underwater navigation
rules for civilian submersibles; reexamine and update existing laws
relating to vessel safety standards and extend this to civilian submersibles and commercial fishing vessels. The promotion of a Model
State Boat Act for minimum safety standards for pleasure boats and
development of adequate diver training and equipment would also
come under its jurisdiction. The Coast Guard would also have
primary responsibility for federal marine law enforcement.
A new program already underway, with the Coast Guard designated as the lead agency, is the National Data Buoy System program. The Commission concluded that this project was well worth
developing, and recommended that the Coast Guard under the aegis
of NOAA launch what the Commission calls a National Project to
develop a pilot buoy network.7
At present, polar scientific programs are supported by the National Science Foundation, the Navy, ESSA and the Coast Guard.
The Coast Guard and the Navy deal primarily with the Arctic, with
the Coast Guard running the Iceberg Patrol in the North Atlantic.
The National Science Foundation at present is primarily responsible
for support and coordination of Antarctic research. It supports two
oceanographic research vessels, with some logistics assistance from
the Navy and the Coast Guard. The Commission recommended that
the civil aspects of polar scientific research and support be consolidated under NOAA, and that the primary responsibility for
logistics support capability be assigned to the Coast Guard.
The Bureau of Commercial Fisheries (BCF) is now housed in the
Department of Interior. Its programs include financial and technical
6. Id. at 238.

7. Id. at 191-2. Buoys have been developed into highly sophisticated instruments for
use in acquiring data on the ocean and atmosphere.
8. Id. at 244.
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assistance to the fishing industry as well as biological research on
individual species of fish. About half of the Bureau's annual budget
of approximately fifty million dollars is allocated to biological
research.
The Commission recommended that all programs relating to
marine and anadromous fisheries should be managed under one administrative roof. In addition to the BCF work, this would include
some programs currently located in the Interior Department's
Bureau of Sport Fisheries and Wildlife. In the proposed organization, BCF would have functions such as the following :'
1. Analyze each major fishery and develop integrated programs designed to exploit those fisheries where opportunities for expansion

exist
2. Expand its program to develop fishing technology
3. Initiate programs to fill the gaps in state data collection on fish
stocks, etc.
4. Expand the program to develop fish protein concentrate technology
5. Assume the explicit mission of advancing aquaculture
6. Establish national priorities and policies for the development and
utilization of migratory marine species for commercial and
recreational purposes
7. Undertake regulatory jurisdiction of endangered fisheries.

At present the U.S. Lake Survey is a division of the U.S. Army
Corps of Engineers, and is concerned with charting and studying
the waters of the Great Lakes. It undertakes to:
Prepare and publish navigational charts and related materials; study
elements affecting lake levels and river flow; advise international
bodies charged with managing the use of border waters; conduct
scientific investigations of the physical aspects of fresh water; and,
compile maps for the Army Map Service.' 0
The U.S. Lake Survey does in the Great Lakes what ESSA, in part,
does in the salt waters. However, the 'Great Lakes need far more
attention than this small organization can give them. The Commission decided that by combining the Lake Survey with the other

components in NOAA and their extensive capabilities, the Great
Lakes mission would receive more attention.
Under the auspices of the National Sea Grant College and Program Act of 1966, the National Science Foundation (NSF) is empowered to support and encourage institutions of higher education
and other institutes, laboratories and public and private agencies to
9. Id. at 98-101.
10. Id. at 241.

OCTOBER

1969]

FEDERAL MARINE SCIENCE PROGRAM

543

play a major role in marine resource development. For operational
purposes the NSF has established two distinct elements in the Sea
Grant Program-Sea Grant Institutional support which aids institutions engaged in comprehensive marine resources programs that
include research, education, and advisory services; and Sea Grant
Project support to aid individual projects in marine resource development. This enables many institutions to receive funds for their
activities while developing some centers of excellence dedicated to
marine sciences.'
The Commission recommended that the National Sea Grant
Program be included in NOAA. This program would enable the
new agency, in conjunction with its other functions, to sponsor a
wide range of highly useful applied marine science and training
activities in cooperation with universities. Under NOAA, the Sea
Grant Program would have the prime responsibility of providing
institutional support (including funding) for the proposed Coastal
Zone Laboratories. The Sea Grant Program would also expand its
support for ocean engineering and marine technician training at all
levels and would aid selected universities in organizing graduatelevel education in the application of social sciences to marine affairs.12
The Sea Grant Program now funds institutions engaged in various marine science projects approved by the NSF. Its role in the
new agency, as viewed by the Commission, would be to expand the
program specifically to aid states and universities within those
states working to solve problems of their particular areas. It would
provide the new agency with a liaison office in the states to encourage them to solve their local problems. The Commission also proposed that a fisheries extension service, similar to the Department
of Agriculture's Extension Service, be established. Its function
would be to facilitate transfer of technologically useful information
to fishermen at the local level. The Sea Grant Program was suggested as one potential vehicle for performing this service.
The National Oceanographic Data Center (NODC), established in 1960, is operated by the U.S. Navy but is funded jointly
by ten agencies. The Data Center stores a variety of marine environmental data, and furnishes information in various forms to
federal agencies, industry, and research groups on a cost reimbursement basis. The Commission concluded that the Data Center should
be administered by a civilian agency and should be related more
directly to the National Weather Records Center which it proposed
for transfer to NOAA. Both of these data centers have suffered
11. National Sea Grant College and Program Act of 1966, 33 U.S.C. § 1121 (Supp.
1968).
12. Commission 29, 44.
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from a lack of funds and have been unable to take advantage of
modern storage and retrieval technology to keep up with the growing volume of marine data.
Figure B summarizes the proposed components of the new agency.
It replaces the National Council on Marine Resources and Engineering Development as the coordinating body for the marine
science program. One interesting aspect of the proposed NOAA is
that although it would have only six components, it would be responsible for the development, direction, and coordination of the
entire marine science program in the federal government. Broadly
stated the objectives of NOAA are to:
1. Articulate objectives and develop plans for their orderly attainment, including the delineation of responsibility among the various
participants

2. Promote action to advance the national ocean program
3. Assess the progress of the nation in meeting objectives and inform
the nation thereof

4. Coordinate policies and basic procedures to assure consistent
actions in meeting common objectives
5. Facilitate cooperation among the various marine interests within3
the federal government, by ensuring effective communications.'
II

MARINE SCIENCE RESEARCH CENTERS
The Commission recommended a continuation of the American
pattern of basing government research and development programs
on basic and applied research carried out mostly by industry and in
university laboratories. In the case of marine science, the Commission called for the development of two sets of research centersUniversity National Laboratories and Coastal Zone Laboratories.
University National Laboratories would be a small group of
institutions including the present leaders in ocean research (Woods
Hole Oceanographic Institute, Scripps Oceanographic Institute)
which would be equipped to undertake major marine science tasks of
a global or regional nature. These laboratories would be distributed
geographically for adequate coverage of all parts of the oceans. In
the words of the Commission:
[They] would be expected to commit their facilities to serve the
needs of scientists affiliated with other institutions. The funds
granted should be sufficient to support each laboratory, its facilities,
and its staff as an on-going institution to carry out broad programs of
research on a continuing basis.
13. Id. at 244.
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With such continuity assured, the laboratories also could seek additional funds for specific projects from the National Science Foundation, the Navy, and other public and private agencies.1 4

These centers would create the basic science capability needed by
marine science. The Commission stated that it would be more economical to establish this capability in a few efficient centers than to
pursue major scientific tasks on a scattered project-by-project and
facility-by-facility basis.
Coastal Zone Laboratories would be established in association
with appropriate academic institutions to engage in scientific investigation of estuarine and coastal processes. They would also be prepared to advise the states in managing the estuaries and coastal
zones. The National Sea Grant Program, as it would exist in
NOAA, would have the prime responsibility for providing institutional support to the Coastal Zone Laboratories. In addition it was
proposed that the Sea Grant College and Program Act of 1966
should be amended to permit grants for the construction and main5
tenance of vessels and other facilities.1
These proposed Coastal Zone Laboratories would provide the
nation with well-established and well-equipped research centers to
investigate the problems of the estuaries and the coastal zones.
Another important element in this proposal is the direct involvement
in the states. The states will have to operate and maintain their own
local environmental monitoring systems; management and some
aspects of enforcement are clearly state responsibilities. The Coastal
Zone Laboratories will be able to assist the states to plan and
manage their coastal zones effectively. "Fortunately a number of
universities are moving in the direction of research to meet local
marine problems; Federal support will serve to accelerate and en' 16
large this trend.'
One of the principal customers of basic marine science research
has been the Navy. The Office of Naval Research (ONR), which
is responsible for the Navy's oceanographic program, has been funding and in certain cases providing almost half the budgets of several
major universities and institutions engaged in marine science. The
National Science Foundation is second to the Navy in providing
funds for basic research in marine science. Other agencies involved
are: the marine-related bureaus and agencies of the Department of
Interior, the Environmental Science Services Administration, the
Atomic Energy Commission, the National Aeronautics and Space Ad14. Id. at 5.
15. Id. at 29.
16. Id. at 27.
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Figure C
Sources of Funding for the Principal Marine Science Institutions

Source: p. 31, Report of the President's Commission on Marine Science, Engineering and Development, Our Nation and the Sea, A Plan for
NationalAction, January, 1969.

ministration, and the Department of Transportation. Figure C illustrates the sources of funds for the major universities and institutes
engaged in marine science research.
While the Navy has substantial programs in basic marine scientific research, most of its funds support operational missions. Research funded by other federal agencies except NSF is almost
exclusively mission-oriented. There are fifty-five marine science laboratories within the structure of the federal government. Many of
them are too small to be effective. The Commission recommended
that many laboratories be strengthened by adequate funding, and
that selective consolidation of some of the more marginal labora17
tories be achieved.
17. Id. at 24, 28-29.
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Funding the University-National Laboratories, which would be
the nucleus for marine science research through NOAA, would assure continuous availability of money and the ability to plan ahead
with the knowledge that there would be an adequate level of institutional support for broad program purposes. Individual research
projects could be funded separately as at present by agencies with
mission responsibilities. The report emphasizes that diversity is the
key word in marine science. The support of one institutional arrangement or method of education to the exclusion of others would
hinder rather than aid the growth of marine science. The creation
of this recommended network of laboratories should not diminish
the support for other sources of competence in marine science. The
Commission states that these proposed major centers for research
"[s]hould be so funded and managed that they encourage the
marine activities of other public and private institutions and
individuals."' 18
III

NATIONAL PROJECTS

The Commission developed and established priority objectives
for NOAA called National Projects. These were defined in the
Commission report as: "[C]oncrete, definable activities broad
enough in scope to force the rapid advancement of knowledge and
technology."' 9 The consensus of the Commission was that such
projects should encourage participation of industry, the academic
community, and the states (to the extent that their interests and
competence are involved) ; provide a training ground for scientists,
engineers, technicians, and management personnel from all segments
of the marine community; and be responsive to current needs, while
planning for maximum application to future needs and opportunities. The Commission hoped that such projects would help secure
the twin objectives of a major national effort in marine science and
technology-"(1) the expansion and improvement of over-all national capability and (2) the application of present skills and
knowledge to immediate problems and opportunities. 2 0
Six National Projects were singled out for immediate action and
five more were designated for feasibility studies. The six deemed of
immediate concern were:
1. Test Facilities and Ocean Ranges:
Increase the number and capability of private and federal test

facilities for research, development, testing and evaluation of
18. Id. at 30.
19. Id. at 37.
20. Id.
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undersea systems. The Project should include construction of
high pressure facilities on shore for testing equipment, biomedical pressure chambers for testing and evaluating man in
undersea work, and ocean test ranges.
2. Great Lakes Restoration Feasibility Test:
Explore the techniques of water quality restoration for the
Great Lakes. Once feasibility has been established, the Federal
Water Pollution Control Administration should assume responsibility for implementation.
3. Continental Shelf Laboratories:
Provide a national capability for research, development and
operations on the continental shelf. The National Project
should be jointly planned, and operated in consultation with
industry and the scientific community.
4. Pilot Continental Shelf Nuclear Plant:
Support technology development of power systems necessary
for undersea operations and resource development and that an
Experimental Continental Shelf Submerged Nuclear Plant
be constructed to pilot test and demonstrate the economic and
technical feasibility of nuclear power for resource development
operations and of the underwater siting of nuclear facilities to
provide power for coastal regions.
5. Deep Exploration Submersible Systems:
Sponsor an explicit program to advance deep ocean fundamental
technology and proceed with a National Project to develop
and construct exploration submersibles with ocean transit capability for civil missions to 20,000 foot depths.
6. Pilot Buoy Network:
Launch a National Project to develop a pilot buoy network.
It should provide for tests of alternative buoy configurations,
advanced sensors and equipment, different network spacings,
and logistic support methods. The pilot network should be
tested and evaluated fully before a commitment is made to a
major operations system; many of these tests could be conducted
21
in coordination with other oceanographic research efforts.

These six National Projects and others that the Commission proposed for later study were all recommended for priority initiation
by NOAA. Many of the capabilities necessary to these projects are
available in various federal agencies, private institutions and industry. NOAA's responsibility would be to coordinate these activities and develop additional capabilities to accomplish the
objectives.
In outlining the National Projects the Commission's report emphasized the roles that the federal government, industry, and the
academic community should play. The federal government's unique
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responsibility was summarized as being a catalyst and initiator of
the research and development projects as well as funding establishment of the necessary facilities. Figure D illustrates the wide scope
of activities of the federal government in marine science. On the
other hand, concern was expressed that private industry's development should not be impeded. The report distinguished between what
private industry should do for itself under profit motivation and
what government should do to assist. "The advice and counsel of
the broadly-based National Advisory Committee on the Oceans
(NACO) . . . will be of great value in making this distinction. 2
The Commission emphasized that NOAA should decide, with
the help of NACO, which element of the technological community
is best suited to particular tasks, including the National Projects. It
recommended that:
[p]rovision should be made for the exchange of information generated through government-sponsored programs, and for transferring
sponsorship of technical projects to industry as soon as their development has advanced to a point
that a reasonable return on private in23
vestment can be expected.
IV

ROLE OF THE U.S. NAVY
The National Council on Marine Resources and Engineering
Development has stated, "within the Federal Government, interaction between knowledge producers and knowledge consumers has
operated most effectively in the case of the Navy. This agency has
had the clearest and strongest requirements for marine environmental data and historically has been this country's major sponsor
of marine research, both basic and applied. ' 24 This statement would
seem to be supportable by reference to the level of funding and the
control which the Navy exercised over the Interagency Committee
on Oceanography which was the coordinating body on oceanography
for the Federal Council on Science and Technology before the 1966
legislation. The Commission's report agrees with the Council's view
of the Navy's role. It states that the nation's stake in the uses of
the sea requires that the Navy be "[c]apable of carrying out its
national defense missions
anywhere in the oceans, at any desired
'25
depth, at any time."
21. Id. at 38, 79, 162, 180, 192.
22. Id. at 39.
23. Id. at 40.
24. National Council on Marine Resources and Engineering Development, Marine
Science Affairs-A Year of Broadened Participation 202, Government Printing Office,
1969 [Hereinafter cited as Council].
25. Commission 3.
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Figure D
TOTAL FEDERAL MARINE SCIENCE PROGRAM BY
MAJOR PURPOSE*
(In millions of dollars)

President's
Estimated
FY 1968

1. International cooperation and collaboration
2.

3.
4.
5.
6.
7.
8.
9.
10.
11.
12.
13.

National security

......

.

.

......

Fishery development and seafood technology
Transportation
Development of the coastal zone
Health ................
Nonliving resources .
Oceanographic research b
Education .
Environmental observation and prediction
Ocean exploration, mapping, charting, and geodesy
General purpose ocean engineering .
National data centers
Total -------..

Estimated
FY 1969

Budget
FY 1970

9.6

9.5

11.7

119.9

128.1

143.0

40.1
11.1
27.6
5.3
7.3
78.1
7.0
28.8
75.7
19.2
2.1

43.8
10.6
29.1
5.4
8.0
93.3
7.5
31.6
83.0
18.3
2.3

44.5
18.6
29.6
5.3
8.6
93.5
9.2
32.1
99.1
29.5
3.2

431,8

471.5

528.0

a Many programs of the Departments of Defense, Commerce, Interior, and Transportation and other agencies
related to marine science affairs arc not included.

bRescarch beneficial to morc than one of the other major purpose arcaw.
c Includes $14.5 million for Coast Guard subpolar occanographic research ship. Funding for other ships is
included in the relevant major purpose category.
TOTAL FEDERAL MARINE SCIENCE PROGRAM BY
DEPARTMENT AND INDEPENDENT AGENCY'

(In millions of dollars)
President's

Estimated
FY 1968

Estimated
FY 1969

240.6
70.5
38.1

262.3
76.2
35.0

297.9
78.2
45.4

Department of Commerce

33.6

33.4

40.6

Department of Transportation

15.4

34.1

32.3

13.8

10.4

11.4

Department of Health, Education, and Welfare
Department of State

6.5
6.6

6.9
7.0

6.8
7.1

Agency for International Development

3.0

2.5

4.6

Smithsonian Institution b
National Aeronautics and Space Administration

1.9
1.8

1.9
1.8

2.0
1.7

431.8

471.5

528.0

Department of Defense
Department of the Interior
National Science Foundation

Atomic Energy Commission

Total

......

Budget
FY 1970

* Many programs of the Departments of Defense, Commerce, interior, and Transportation and other agencies
related to marine science affairs are not included:
b Excess foreign currency funds are not included.

Source: pp. 11-12, Report of the National Council on Marine Resources and

Engineering Development, Marine Science Affairs-A Year of Broadened Participation,January, 1969.
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However, the uses of our seas and lakes are multiplying rapidly.
This greatly complicates the task of the Navy. The Commission
believes that only close cooperation between the civilian and military
users will be able to resolve the problems it anticipates. This theme
of close cooperation between the Navy and the civilian effort is
emphasized throughout the report. The Navy has the prime responsibility for developing programs and funding research necessary
for national security, but the proposed new agency, NOAA, would
be the civilian counterpart. This relationship would be similar in
some ways to the separation of the military and civilian space
programs.
Two programs for which the Navy has been primarily responsible are the development of submersibles such as the ALVIN and
the TRIESTE, and the famous Man-in-the-Sea or SEALAB program. The Navy has several purposes in investing heavily in the
development of submersibles:
1. Mapping the ocean floor, particularly the Continental Shelf
2. Search and rescue operations such as the submarine Scorpion and
the atomic weapons off the coast of Palomares, Spain
3. The SEALAB program
4. Conducting research in the depths of the ocean, and collecting
data for the Navy's underwater range programs, which entails
collecting bottom samples, underwater photographs and depth
soundings. This data is used for the routing of submarine cables
and in designing structures that will be placed at the bottom of
26
the ocean.

Eventually surveys of the ocean's bottom will be helpful in determining whether the area is rich in minerals. This expenditure is
also justified on the basis that the "experience that will accrue from
the installation, operation, and maintenance of various underwater
equipment will be invaluable to commercial and' other nonmilitary
interests as they develop their marine activities. 27
The Man-in-the-Sea or SEALAB program has as its primary
purpose experiments relating to man living on the ocean floor for
extended periods of time. As early as 1965 three ten-man teams
spent two weeks each on the ocean floor. "A comprehensive program of physiological and psychological measurements was carried
out. Ocean floor experiments in physical oceanography, biology,
salvage, and mining were performed, and provided a mechanism
26. U.S. Dept. of Navy, Office of the Oceanographer, The Oceanographic Operations Program of the U.S. Navy, Accomplishments and Prospects 57 (Government
Printing Office, Dec. 1967).
27. Id.
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for human-performance measurements. ' 2 8 The Navy has continued
this program, which has been of great interest to researchers.
The Commission's report recommended that NOAA and the
Navy join in studying the feasibility of establishing experimental
stations "[i]nitially on seamounts but later on the continental slope,
ocean ridges, and finally in the abysmal deep [and] . . . [t]he
feasibility of mobile undersea laboratories and large stable ocean
platforms. ' 2 These programs would be an extension of the SEALAB program and involve utilization of the Navy's knowledge of
the ocean floor.
Both the Deep Exploration Submersible Systems and the Continental Shelf National Laboratories National Projects proposed
by the Commission for priority development would seem to be in
part a duplication of Navy projects. But these are complex projects
which in reality would build on what the Navy is already doing.
Nevertheless, to avoid duplication of effort in costly programs,
"close cooperation" obviously will be needed between the military
and civilian programs.
V
COORDINATION OF MARINE SCIENCE PROGRAMS

With the establishment of the National Council on Marine Resources and Engineering Development the emphasis on development
of the federal government's marine science program was renewed
and given new leadership. The Council, chaired by former Vice
President Humphrey, was to assist the President as a policy planning and coordinating council. The Council's predecessor, the Interagency Committee on Oceanography (ICO), was a subcommittee
of the Federal Council of Science and Technology (FCST). The
subcommittee's membership consists of the heads of federal departments and agencies concerned with scientific activities of the
federal government. The FCST exists in the Executive Office of the
President as a coordinating and advisory group to the President but
the President's science advisor has been serving concurrently as the
chairman of FCST as well as of the President's Science Advisory
Committee (PSAC) and head of his own Office of Science and
Technology.30
Although lacking statutory authority, the ICO was active and
28. U.S. Dept. of Navy, Office of the Oceanographer, The Ocean Science Program
of the U.S. Navy, Accomplishments and Prospects 81-82 (Government Printing Office,
June 1967).

29. Commission 178.
30. Murphy, Mobilization for the National Program in Marine Sciences: Organizational Considerations, Pub. Ad. Rev. 263-275 (1969).
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accomplished a good deal during its existence. A comparison of its
activities with those of the National Aeronautics and Space Council
indicates that under certain conditions a lower echelon committee
can do more than a Cabinet-level Council which is overshadowed by
the various agencies it is supposed to coordinate.8
When it was created, there were fears that the Marine Council
would suffer the same fate as the Space Council, and that the marine
science program could not be coordinated by this mechanism. Although similar to the Space Council as to membership and in trying
to coordinate activities while lacking real budgetary controls, the
Marine Council had one advantage over the Space Council. No
one agency dominates the marine science field in the way that the
National Aeronautics and Space Administration does the civilian
space field. The marine science programs are scattered among
twenty-nine bureaus of eleven departments and agencies. The Council's problem is to determine what work is being funded and to
attempt to secure some synergistic program planning.
The absence of a lead agency and the active role played by Vice
President Humphrey as its chairman for the first two years of its
existence enabled the Council to perform a very influential role,
thereby continuing the positive coordination previously provided by
the ICO. Public Law 89-454, which created the Council and the
Commission, did not assign the coordination role directly to the
Council but rather to the President with the advice and assistance of
the Council. A key to the interest that the Vice President showed is in
the following concepts he supported concerning the Council's role
and method of operating:
1. The Council's key function should be to assist the President in

carrying out his statutory leadership responsibilities, not to serve
as an operating agency.
2. It should aid in strengthening the programs of the agencies and in
coordinating activities so as to foster an enterprise stronger than
the sum of its parts.
3. Its scope of activity, in keeping with the spirit of the legislation
to take into full account all the uses of the oceans, should be
broader than its predecessor, the ICO of the FCST.
4. The Council should give high priority to the institutional framework and the governmental processes by which science converges
and
with considerations of law, socio-economics, and public policy
82
should seek new ideals within and outside government.
The Council's most recent annual report, Marine Science Affairs
31. Hearings on S. 944 Before the Comm. on Commerce, 89th Cong., 1st Sess. 50-54
(1965).
32. Council, supra note 24, at 190-91.
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-A Year of Broadened Participation, January, 1969, outlines the
broad range of activities of the Council. The goals of the Council as
coordinator have been to:
1. Identify unsatisfied needs and opportunities to which federal
marine science programs could be directed, especially gaps in programs that cross agency lines
2. Recommend priorities on a government-wide basis by selecting
areas deserving additional emphasis
3. Identify impediments to progress and strategies for their
circumvention
4. Develop policies by which the objectives and programs of one
agency will not inadvertently conflict with equally valid but independent activities of another
5. Recommend-in those cases where missions of several agencies
may overlap-that one agency assume a lead responsibility for
government-wide planning, guiding, coordinating, and assuring

fiscal support
6. Coordinate-through a committee structure-programs which
are of concern to many agencies
7. Insure that the appropriate resources of the federal government
are brought to bear on mutually agreed-upon goals

8. Evaluate programs so as to eliminate marginal activities, and
9. Develop background, legal, economic, and technological 8studies
for identifying alternative policies and criteria for choice. 3
The Council established four interagency committees to assist it
in fostering the exchange of information and the coordination of
policies and programs. These four committees which report to the
Vice President are, "Marine Research, Education, and Facilities;
Ocean Exploration and Environmental Services; Food from the
Sea; and Multiple Use of the Coastal Zone." 4 In addition, at the
request of the Vice President, the Secretary of State established an
additional committee on International Policy in the Marine Environment to serve the mutual interests of the Council and the Department of State.
One consequence of the establishment of the Council has been
to provide a stronger focus at the national level on major issues such
as developing a legal framework for the Seabed, and in particular
the problems existing in the coastal zones. The report of the National Council on Marine Resources and Engineering Development
stated:
These priority recommendations have reached the President in the
context of broadly based national goals as well as in terms of agency
33. Id. at 190.
34. Id. at 191.
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missions and priorities. . . .Some 65 issues have been considered
by the Council. The Council's action has in turn been reflected in
Presidential statements, new initiatives set forth in this and the two
previous Annual Reports, and special budgetary emphasis. In brief,
the Council has considered its major functions to be identification
of goals from numerous and diffuse alternatives; mobilization of
fragmented and often dormant resources into a coherent multi-agency
framework directed toward these goals; and formulation of priorities
and action programs to achieve these goals.1 5

The Commission report recommended that the Marine Council
be continued until decisions are reached on the Commission's organization plan. However, if NOAA and the proposed National
Advisory Committee on the Oceans (NACO) were established,
they would assume most "of the Council's present policy initiative, reporting, and coordinating activities. The principal marine
agencies would be participating as observers in NACO, and the
new marine agency could administratively establish inter-agency
mechanisms to facilitate coordination. '3 6 By expressing its preference for establishment of a dominant civilian operating agency, the
Commission was in part expressing its dissatisfaction with such
permanent coordinating mechanisms as the National Aeronautics
and Space Council, and in part reflecting the complexity and diversity of marine sciences.
The greatest weakness of such coordinating mechanisms as the
Space Council or the Marine Council is the lack of budgetary
control over the agency activities which they are attempting to
coordinate. This severely limits their power, and only active and
statesmanlike interest on the part of the participants can enable
such a council to perform meaningful functions. The Commission
has recommended placing the funding responsibilities for new programs in the new agency which would be given the responsibility
for coordinating the nation's entire marine science program on all
levels. Thus, it would have both statutory designation as the lead
agency in the field of marine science, and power to insure such
coordination in a large portion of the civilian marine science
programs.

VI
CONGRESS AND THE COMMISSION'S REPORT

The Commission paid some attention to the jurisdiction of Congressional committees over the various marine science programs.
There are at present some forty House and Senate committees and
35. Id.

36. Commission 247.
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Figure E
Congressional Committee Jurisdiction over Executive Agencies In Marine Science
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subcommittees governing some aspect of the program. 7 The Commission specifically warned that if an agency such as NOAA is
established, Congress should reorganize to provide a more comprehensive review of NOAA programs. Figure E illustrates the inter37. Id. at 248.
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relationships of the various House and Senate committees dealing
with aspects of the federal marine science program. There is room
for reduction, but because of the broad impact of marine sciences,
there will necessarily be a substantial number dealing with the
program despite any legislative or executive reorganization.
Is the present Administration going to honor the recommendations of the Commission? The Nixon Administration has not yet
taken any firm action to implement the report. Vice President Spiro
T. Agnew has succeeded Hubert Humphrey as the Chairman of the
Council on Marine Resources and Engineering Development. In a
speech to the American Management Association earlier this year
he stated that, "we are reviewing goals and programs of the prior
Administration. We are examining the Commission findings. And
'38
we will be developing a clear program of our own for the future.
Again on June 16th at the Marine Technology Society's fifth annual
conference in Miami Beach, Florida, the Vice President said that
Mr. Nixon "will not rush headlong into hastily conceived positions"
on scientific assaults on the seas. Delegates attending the conference
criticized the Nixon Administration for backing away from leadership in scientific exploration of the oceans. 9
Strong support for the NOAA proposal is evident in both the
House and Senate. Senator Clairborne Pell, who was the keynote
speaker at the same American Management Association meeting,
strongly advocated a marine science agency with real executive
powers. "My hope is we will see the creation of such an agency at
this session of the Congress. ' 40 Other members of the House and
Senate have voiced their support and praised the Commission's
report.
The House Subcommittee on Oceanography, chaired by Representative Alton Lennon of North Carolina, has been holding extensive hearings. The first witness at the opening hearing April 29
was Dr. Julius Stratton, Chairman of the Commission. Dr. Stratton
summed up the philosophy of the Commission in his testimony:
Yet this is not primarily a report on marine science and technology.
It is a report directed toward the needs of people-towards the vast
resources, living and mineral, which await our exploitation; towards
the abuses of technology which threaten the quality of our environment; and towards the consequences of a national failure to take
action now. Science and technology are the principal means to these
ends, and we have endeavored to treat them within the more comprehensive framework of economics, political realities, and management.
38. 115 Cong. Rec. 2426 (daily ed. Mar. 7, 1969).
39. Cong. Q. 1078 (June 20, 1969).
40. N.Y. Times, Feb. 25, 1969, p. 61.
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differs most markedly in
It is in this respect, I believe that our report
41
character from those that have gone before.

Other witnesses testifying on the Commission's recommendations
offered criticism and suggested the need for more study in certain
areas, but all concluded that there was a need for reorganization of
the federal marine science program, and that the Commission's
report provides an excellent starting point.
In a floor statement about the budget of the Council on Marine
Resources and Engineering Development, Congressman Lennon
stated:
We can hardly anticipate that the Commission's report can in any
reasonable degree be implemented during this calendar year. It will
take at least through fiscal year 1970 to bring legislation to the floor
which would, with any42meaningful degree implement the Commission's recommendations.

From this statement it is easy to infer that the Oceanography Subcommittee will continue to hold hearings during both the first and
second sessions of the 91st Congress and then write a bill for the consideration of the House and Senate sometime next year. Bills have
already been introduced on the subject in both houses but they are
neither Administration nor Committee bills. The Council, which
was due to expire June 30, 1969, was extended one year on the basis
that the recommendations of the Commission were too complex to
be implemented by June 30, 1969. 4 '
Meanwhile, President Nixon has established the President's Advisory Council on Executive Organization. Roy L. Ash of Litton Industries was named chairman. The Council membership includes
Dean George Baker of Harvard University, former Texas Governor John B. Connally, Frederick R. Kappell of4 AT&T, and
Richard M. Paget of Cresap, McCormick, and Paget.

The President will perhaps wait for recommendations from this
Council before submitting an Administration bill on marine sciences
organization. The Council has no deadline for its report.
The House Oceanography Subcommittee has committed itself to
legislation effecting reorganization of the marine sciences programs.
However, it took six years of hearings and efforts on the part of the
41. Hearings Before the Subcomm. on Oceanography of the House Merchant
Marine and Fisheries Comm., 91st Cong., 1st Sess., ser. 91-5 at 54 (1969).
42. 115 Cong. Rec. H2813 (daily ed. Mar. 21, 1969).
43. National Council on Marine Resources and Engineering Development-Continuation, 83 Stat. 10 (1969) amending 33 U.S.C. §§ 1102(f), 1108 (1964), extending
the council to June 30, 1970. Signed by the President May 23, 1969.
44. Weekly Comp. Pres. Doc., Apr. 11, 1969.
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Congress and various members of the Executive Branch to establish
the Council and the Commission, and two more years for the reorganization proposal to be made by the Commission on Marine
Science, Engineering and Resources. In that context the Nixon Administration can perhaps be excused for not rushing in with its own
bill in its first year in office.
On the other hand, the situation is not really ripe for a reorganization on the scale proposed in the report. Budgetary constraints
would not permit any drastic increase in marine sciences funding at
this time. Even after the war in Viet Nam is concluded or at least
greatly scaled down there are other national priorities which would
receive attention first. It is quite possible that the Oceanography
Subcommittee may have a reorganization bill ready before the budget picture has changed appreciably. In any event, progress has been
made and when resources become available it is likely that a NOAA
type agency will be created to provide leadership to the effort. The
delayed expansion may serve a useful purpose. A quick response
might have resulted in the spending of large sums of money on
major development efforts without proper planning. The 1970s may
yet become the decade of inner space.

